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Executive Summary

oday, a citizen interested in recreation opportunities in Southwest

Virginia would have to search hundreds of separate websites to find
them all. In the future, a single visit to any government website would list
all the government recreation facilities (federal, state, or local) available in
that part of the state. The U.S. Federal Government, the State of New
Jersey and the Commonwealth of Virginia along with Fairfax County,
Virginia have been working collaboratively to create a “GovernmentWithout
Boundaries.”

The Government Without Boundaries (GWoB) program looks at government
programs from the constituent’s perspective. The vision is to create a
virtual pool of government information and services available from all levels
of government and accessible from any level by constituents, so that:

Constituents can obtain information and services across all levels of
government.

Governments can identify and deliver integrated information and
services to their constituents

Developing a government without boundaries provides many opportunities
to improve quality service to citizens and government partners. Citizens,
businesses, and all levels of government should be able to easily find and
transact business without hiring accountants, consultants, and lawyers.
Government employees should have easy and efficient access to
information and resources as they serve on the front-line of providing
citizen centric services.

To meet its goals, GWoB developed a collaborative framework in which
participating jurisdictions work together in a service area or community of
interest (C of I) to determine solutions for jointly identified priorities. In
addition, the GWoB Collaborative Framework is used to define roles,
responsibilities, and common objectives.

The collaborative framework is based upon five major principles. The
principles provide a foundation, which allows collaboration between
governments. Collaboration must be organized and efficient for participants
to work across governmental jurisdictions and accept tasks that may not
have immediate relevancy to their jurisdiction and leaders. Different levels
of participation should be permitted to maximize project exposure to all
relevant parties. All participants’ priorities and issues must be provided
equal consideration regardless of jurisdictional affiliation. Differing levels of
technical maturity among participants is expected. Finally, jurisdictional
independence and identity is respected.

1
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Executive Summary

Three different groups must be
involved: the business or functional
experts, the technical experts, and
the facilitator or leadership experts.
The three groups have certain
beliefs that must be considered
during the collaboration process.
These are: business needs drive the
focus and priority of technology
solutions, technology opens more
doors than it closes, participants
come the table as equal partners,
and finally central coordination, not
control, is required.

In Government Without Boundaries
work, the technology issues are
secondary to the political and
cultural issues. Understanding the
priorities and challenges that other
governments face helps increase
trust and clarify misperceptions.
Every intergovernmental initiative
demands an appreciation of the
needs and capabilities of all
participating organizations.

Among our major findings and
lessons learned:

Administration changes among
executive leaders at the federal,
state, and local level during any
intergovernmental initiatives
should be anticipated and
mitigated. In this regard, during
GWoB’s brief existence (since
September 2000), two of the four
executive champions of GWoB:
Ms. Bette Dillehay, former
Deputy Secretary of Technology;,
Commonwealth of Virginia, and
Ms.Wendy Rayner, former Chief
Information Officer (ClO), State
of New Jersey are gone due to
election of new governors in
both states. By mid-January
2002 only Mr. Francis
McDonough, Deputy Associate
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Administrator, Office of
Intergovernmental Solutions, U.
S. General Services
Administration, and Mr. David
Molchany, CIO of Fairfax County
Government, Fairfax County
Virginia are the remaining
executive champions of GWOB.
Such changes can and will take
place at all levels of government
for any project that spans more
than several months. A modular
approach to developing
seamless electronic government
services and a collaborative
framework is necessary to
sustain inter-jurisdictional
efforts. That is, deliverables are
expected from short-term (less
than 24 months) task-oriented
projects on an on-going basis.

Managing programs that cross
government boundaries requires
a new set of leadership skills.
These skills include the art of
negotiation, a vast knowledge of
the culture and environment of
partnering jurisdictions, and the
ability to manage to a goal
without direct authority over
team members.

A high-level, multi-jurisdictional,
shared vision must be developed
to provide a basis for successful
intergovernmental collaboration.
In intergovernmental
management, government
officials need to think beyond
the needs of their immediate
organizations and their enabling
legislation. This results in a
higher-level shared vision, which
must also provide for
maintaining alliance to the
parent organizations.

Different laws, rules, and

enforcement mechanisms for key

legal concepts (such as
confidential treatment of
personal information) exist in
federal government, state, and
local governments. The level of
protection citizens can expect
varies from subject to subject
and government to government.
A more unified legal framework
in a GWoB program fosters a
more uniform protection for
citizens, reduces the cost and
complexity of conducting
business, and promotes the
beneficial uses of shared
information.

A source of funding and
authority is needed to support
intergovernmental programs.
The current vertical, program
specific funding models in use
do not adequately support
horizontal intergovernmental
initiatives. Without dedicated
sources of funding for these
initiatives, governments will
continue to build highly stove-
piped, process centered
applications that do not
adequately serve citizens, and
cause costly redundancy in
government services.

Once funding, management, policy
and legal frameworks are in place,
we may take full advantage of
emerging trends in IT, especially

web services. And to link the current

islands of automation, standards
such as Single Object Access
Protocol (SOAP), Universal
Description, Discovery and
Integration (UDDI),Web Services
Description Language (WSDL) and
Extensible Markup Language (XML)
can be adopted by partnering



jurisdictions to provide an efficient
and cost effective approach. These
standards allow ubiquitous
infrastructures, the development of
coordinated, leveraged applications,
and sharing of information across
jurisdictions. The GWOoB pilot used
these standards to lay a foundation
for inter-jurisdictional applications.

In summary, Government Without
Boundaries initiatives create new
risks that require special insight.
Initiatives that cross government
boundaries cause new complexity
and may result in reduced control in
participating organizations. The
different needs, priorities, and legal
frameworks are balanced against
the needs of the collective vision. In
addition, managing by consensus
always presents challenges, and,
inevitably, most parties lose some
control. However, an integrated

solution offers the promise of better

overall service, long-lasting results,
and lower costs.

As a result of the GWoB pilot
demonstration project, through the
U.S. Department of Interior’s
Recreation.gov, a citizen can now
access parks information for
recreation facilities owned by the
Federal government, the
Commonwealth of Virginia and

Fairfax County, Virginia. This limited

integration of information and
services from multiple levels of
government is an example of the
emerging seamless citizen-centric
government of the future.

Executive Summary

In this document, we provide a
history and overview of the
Government Without Boundaries
program. In Part I, the Collaborative
Framework used by the pilot group
is discussed. Partll, Inter-
jurisdictional Interoperability and the
GWoB Pilot, addresses the group’s
approach to identify interoperability
guidelines across jurisdictions
within a community of interest. In
Part 111, we document the lessons-
learned, and in Part 1V,
recommendations for next steps in
GWo0B are made.
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t the annual National Association of State Chief Information Officers

(NASCIO) meeting in Baltimore, Maryland (September 27, 2000) a
special meeting of the Intergovernmental Advisory Board (IAB) was held
with several State Chief Information Officers. The purpose was to initiate
an effort to enable all levels of government to collaborate as equal partners,
provide citizen-centric services, and share leading practices to demonstrate
seamless government. The effort that resulted is called Government Without
Boundaries (GWo0B). Since then, participants from several states, local
jurisdictions, and the federal government have been meeting and working to
make this concept a reality.

Traditionally, federal, state, and local governments independently develop
online programs to serve citizens and businesses. However, citizens and
businesses do not differentiate between levels of government when seeking
out government services. This creates a performance gap in the eyes of our
citizens. GWoB looks at government programs from the citizens’
perspective and closes the performance gap by providing seamless and
integrated services to its constituents. The GWOo0B project is an innovative
and a collaborative effort between federal, state, and local governments
involving both the “Government to Government” and “Government to
Citizen” channels of electronic government.

During the past year, the Commonwealth ofVirginia, Fairfax County, and the
State of New Jersey developed intergovernmental pilots demonstrating
“vertical integration.” After demonstrating these pilots at the NASCIO mid-
year conference in May 2001, and through some introspection on the part of
the GWoB team, it was determined that more had to be done to integrate the
two pilots horizontally. It is through this learning process that an approach
to intergovernmental collaboration has been developed called the
“Collaborative Framework”.

The Collaborative Framework establishes a structure for the overall GWoB
program. It facilitates the creation of various “communities of interest” in
subject areas (e.g., Parks and Recreation). The Framework allows for
collaboration within and across communities of interest. A community of
interest is an area of focus that is of interest to certain jurisdictions and
their constituents. Jurisdictions join or create a community of interest when
they identify a specific need for inter-jurisdictional collaboration. They also
establish new communities of interest when they feel they have a resource
that should be shared with other jurisdictions; or when they have other
reasons that are unique to their situation. For example, the current
jurisdictions involved in GWOo0B initially joined because they felt the need to
move forward in a collaborative way with other jurisdictions in the e-
Government area. The Parks and Recreation community of interest came
about after the various jurisdictions determined in surveys that a large
proportion of citizens were asking for this type of online service.

The Parks and Recreation pilot (also referred to as Cycle |) was established
to develop and assist in the implementation of core standards of
interoperability. The ultimate goal was to create a seamless information
architecture across all levels of government in the Parks and Recreation
community of interest.
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Pilot Objectives:

Evaluate available tools and
technologies to facilitate
interoperability between
government web sites and web
enabled systems, with a focus
on parks and recreation sites.

Create standards (e.g. XML
schema, taxonomy, data
elements) to facilitate
interoperability between parks
and recreation sites and web
enabled systems.

Create a parks registry
mechanism as a means of
describing and aggregating data
in a virtual pool available from
all levels of government.

Create a means for integrating
standards, and the information
and services they define, into
citizen centric services
(applications).

Make standards and tools
developed by the group for
voluntary implementation
available to other government
and parks communities in the
nation.

The GWoB Collaborative
Framework and our experience in
Cycle One of the Parks and
Recreation Pilot will be shared with
other governments to facilitate and
encourage other intergovernmental
initiatives. The resources available
as a result of this preliminary work
will be available at the GWoB
website: http://www.gwob.gov.

Currently there are any number of
federal-state-local government
projects underway: Government
Without Boundaries; Federal-State
Change of Address; Federal-State
Business Registration; XML.gov;

NASCIO Shared Components;
STAWRS; IBM e-Government
Project (with the National League of
Cities); the Criminal Justice
Integration Project; and
undoubtedly a host of others.
Although each of these efforts has
the best of intentions, any given
jurisdiction is left wondering which
initiative to join and whether or not
there is duplication of effort
between some of these initiatives.
The potential of the GWoB
collaborative framework is to
provide an approach that can be
used to organize all of these various
efforts. This is possible because
GWoB provides a model for
intergovernmental collaboration
that can be replicated by other
federal, state, and local
governments.

The current situation is one of
maximum fragmentation. If an
entity determines that there is a
need for collaboration with other
programs or governments they are
basically on their own. This
includes federal agencies, as well
as state and local jurisdictions. A
large part of collaborative efforts is
identifying and convening the right
players, researching exactly what is
going on in the area (a job that
never seems truly completed), and
organizing the initial meetings.
Initial progress is limited until the
group gets comfortable with itself
and decides upon its actual
mission, goals, and approach.

The creation of an ongoing
community of interest provides
staying power to any initiative of the
C of I. When an independent
initiative loses momentum, the
community of interest is there to
give support and encouragement, or

to offer a way to gather up the
current work and save it for use in a
future initiative. In the past how
many initiatives died a premature
death with no one around to
salvage the remains for reuse later?

5
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What is the Collaborative Framework?

This part of the report has three sections. Section | discusses the principles
that inform and guide intergovernmental collaboration. Section Il briefly
describes the Global Framework, which spans all C of Is and provides a
“Whole of Government” approach to intergovernmental collaboration.
Section Ill covers the C of | Framework and components, describing the
process by which C of Is are formed to create deliverables. Throughout the
sections, the experience of the Parks and Recreation Pilot is referenced to
illustrate the Framework.

The Collaborative Framework is a structured approach to be used in
intergovernmental collaboration when jurisdictions need to work together to
develop solutions within a community of interest. In the framework, a
community of interest is a concept or idea around which web content and
services will be organized and made available. The notion behind working
within communities of interest is that all levels of government provide
common information and services to common constituencies. In cases
where a service is common across jurisdictions, there is likely a business
reason for intergovernmental collaboration.

Part | describes the architectural components and processes used to build a
Collaborative Framework. The genesis for this framework came from the
Government Without Boundaries (GWoB) initiative, with substantial
contributions from the initial Parks and Recreation Community of Interest
Pilot.

A critical element to understanding the Framework is to realize that it is
deliverable-oriented, but not project-oriented. That is, deliverables are
expected from short-term (less than 24 months) task-oriented projects on an
on-going basis. They are not expected to depend on long-term projects that
are centrally funded for a finite period of time.

Section I: Collaboration Principles:

Government Without Boundaries is an intergovernmental endeavor. The
nature of intergovernmental collaboration is one of voluntary participation
built upon collaboration between federal, state, and county governments. A
jurisdiction participates and collaborates because it will meet its own needs
and priorities. In the Parks and Recreation pilot, New Jersey was already
developing a Calendar of Events application for parks and recreation
facilities and saw the benefit of including information from other
jurisdictions. Fairfax County used the application XML schemas developed
by GWO0B to integrate disparate databases. The U.S. Department of Interior
leveraged the facilities search schema to enhance its Recreation.gov portal
to include state and local governments in the pilot.

The ways in which jurisdictions collaborate and interoperate will vary. Inthe
Parks and Recreation Pilot, the approach used was a highly decentralized
environment with limited central authority. The pilot was simply a loose



Part |:
Collaborative Framework

affiliation of like-minded
jurisdictions that offered, or would
like to offer similar services. No
participant had the ability to impose
standards on another or dictate the
services offered. Other
intergovernmental initiatives may
operate differently. In some cases,
an initiative may have a central
authority that can exert control over
participants. Others might involve a
participant that has the money and
resources to develop a web-based
application that allows other
jurisdictions to “opt-in.”

In some cases the central authority
has an implied mandate to create an
interoperable and seamless
government service. In many other
cases, multiple jurisdictions will
have to adhere to common XML
schemas. An authority cannot
impose these schemas. The
success of the schema rests on its
voluntary adoption by all parties.
Therefore, the GWoB Collaborative
Framework was developed with
sufficient flexibility to allow
collaboration when central authority
and a central mandate did not exist.

This raises the question: if no one
forces jurisdictions to collaborate
and integrate, which is often the
case, why will they? What is the
imperative for jurisdictions to
collaborate? In the GWoB pilot and
in other C of Is, the business need
for collaboration originates from the
expectation of citizens. The current
shift to “one-stop” and “no-wrong
door” web sites, and portal
technology is predicated on the
notion that seamless government is
good, and that citizens need not
know the structure of government to
receive services. This creates an
imperative among governments to
collaborate.

Intergovernmental Collaboration
Principles:

A set of principles evolved during
the pilot that illustrates the
predominant themes of the GWoB
effort. These principles were used to
create the framework. The
completed framework had to
validate the principles. Any
maturation of the framework must
follow those principles. The
principles are as follows:

Collaboration must be Organized and
Efficient - The collaboration between
and among the stakeholders must
take place in an organized, efficient
environment. The stakeholders
represent many different
organizations with different cultures
and management styles. They need
some structure to be effective. Also,
the process must be direct and
make efficient use of the
participant's time. Long distance
travel is a burden. Most of the
stakeholders are already
overburdened, and they deserve an
environment that optimizes their
time investment.

Flexibility to Participate - For the
many jurisdictions, there will be a
variety of commitments they are
willing to make. Some want to be
informed, but wait and see. Some
want to observe, but not commit
resources. Others want to test and
prototype interim deliverables, but
not develop them. Others may want
to contribute money, not personnel
(orvice versa). In many cases, this
commitment level is constrained by
forces outside the control of the
participants. Every contribution is
important, and value should be
taken whenever and wherever
possible.

Allow for Equal Participation
Independent of Jurisdictional Level -
There are several layers of
governmental jurisdictions. These
are the federal, the state, and
regional, county and municipal
levels. In some circumstances, the
federal involvement may be directive
(in cases when they exercise
oversight for laws and regulations)
and it may have a significant
financial involvement. However,
citizens usually request services
from their local government. All
jurisdictional levels must
understand the roles of the others,
the value they can contribute, and
the obligations they must fulfill to
their constituents.

Foster Leadership While Reducing the
Information Technology Resource
Gap between Jurisdictions -
Innovation occurs in all
jurisdictions. The Collaborative
Framework must build on innovation
in all jurisdictions. While many
jurisdictions find skill and resources
to be scarce, they can use the
resources developed by the C of l'in
their own sectors. In this way
innovative solutions will span the e-
government digital divide.

Preserve the Autonomy of each
Jurisdiction - C of | participants may
be invited to change their design
during the course of the
collaboration process; but it is their
choice. They should change it
consistent with their own mission,
the vision of their own management
and their interaction with the public.
Intergovernmental collaboration is
designed to use the best of each
participant's identity, products and
services.

7
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Part I:

Collaborative

Framework

Section Il: The Global
Framework

The Collaboration Framework and Channels

The Global Framework is a
“government(s)-wide” model for
intergovernmental collaboration.
The picture above depicts the
framework as envisioned by the
Government Without Boundaries
participants. It spans all
intergovernmental C of Is and relies
on facilitation to coordinate
deliverables across C of Is. There
are three layers, a Facilitation layer,
a C of | layer, and aTechnical layer.
In short, the Facilitation layer
provides the necessary support and
approaches to be used to create
communities of interest and
coordinate efforts within and across
service C of Is (e.g. parks and
recreation, taxes). Practitioners in
the C of I, along with technical
experts, develop the tools and
products necessary to create an
interoperable and seamless
government.

Facilitation Layer

Although the C of | is considered
the primary point of collaboration, a
C of | does not exist in a vacuum.
Many C of Is will be able to use

8
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deliverables from other C of Is.
Existing standards may apply to
work in more than one C of I. A
central coordinating group is
needed to facilitate the creation
and evolution of C of Is and provide
a formal mechanism for defining
roles, responsibilities and common
objectives. This includes
maintenance of the portal (i.e. Web
site) to promote communication
within and across C of Is, and to
house deliverables and archive
information. The purpose of this
layer is to provide an environment
for intergovernmental collaboration
that is efficient, organized, flexible
and inclusive. Among the
responsibilities of the facilitation
layer in a Government Without
Boundaries program are:

* Managing C of | resources
where centralization is required

* Providing mentoring of
participants in
intergovernmental programs

« Encouraging collaboration and
integration across C of Is

e Creating a repository for the
deliverable products from each
Cofl

 Providing basic support,
administrative and otherwise, to
create an organized and
efficient environment for all
participants

« Transferring knowledge and
lessons learned

» Researching funding
alternatives

The facilitation group acts
impartially to ensure that
intergovernmental objectives are
being met. The core GWo0B team

has acted as the “facilitator” of the
pilot projects. During Cycle | the
facilitation team of GWoB
developed the Global and
Community of Interest framework
and created the www.gwob.gov web
site to house deliverables and
encourage collaboration. The
facilitation group developed the
general direction of GWoB. The
facilitation group consisted of
jurisdictions that became active in
the Parks and Recreation C of I. It
included officials from New Jersey;
Fairfax County, Virginia; the
Department of Interior; and the U.S.
General Services Administration;
and other jurisdictions such as
Maryland; Illinois; Howard County
Maryland; and the U.S. Internal
Revenue Service.

Work in the facilitation layer
provides collaborative tools to
facilitate the program. These tools
enable active participation among
geographically dispersed
jurisdictions. The pilot group in
GWoB used the project web site to
encourage membership, and
disseminate information and
deliverables among participants
and stakeholders. Discussion
boards were employed to solicit
comments on the pilot XML
schemas. Over the long term, the
facilitation layer would probably
require an intergovernmental
extranet as a necessary piece of
infrastructure for interoperability
and collaboration across
jurisdictions.

In addition to facilitation at the
global level, i.e. across all C of Is,
each C of | will need a facilitation
layer of its own to define roles,
responsibilities, and common
objectives within the C of l and
involve all stakeholders.
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Communities of Interest (C of 1)
Layer

The Communities of Interest layer
includes services around which web
content and services are organized,
linked, and readily available. For
providers of services, itis an
intersection of common interests
held by multiple groups and levels
of interests. It is what they have in
common relative to the citizen
concept. Examples of a C of | would
be Parks, Youth or Aged Services,
Fire Protection and Safety, and
others. In some cases, a C of | may
be clearly defined and understood
by all participants. In other cases, a
C of I may be loosely defined, and
may split into multiple C of Is as
participants revise their objectives.
In the pilot, we have worked in the
Parks and Recreation C of I. C of Is
can be formed around types of
service (taxes, parks and
recreation), a specific service
(business registry), or a constituent
group (seniors).

Participants in the C of I (i.e.
officials that provide the service
around which the C of | is formed)
from all jurisdictional levels
collaborate to identify existing
resources within the C of | and
develop objectives based on
resources and opportunities. A C of
I is not a rigid concept; therefore, no
C of | exists in a vacuum. In many
cases, a C of | can use tools and
best practices developed by another
C of I. The facilitation layer allows
for the transfer of these tools.

A comprehensive identification of
all stakeholders is essential. A high
percentage of potentially
participating jurisdictions must
collaborate to reach true
interoperability. At the same time,
jurisdictions must have the freedom
to pursue individual initiatives,
which align with their particular
business needs. Ultimately,
business needs drive technology
solutions. Inthe GWoB Parks and
Recreation Pilot, the existing
resources and business needs of
the Parks and Recreation
practitioners drove the technical
deliverables of the pilot.

The degree of participation in a
Community of Interest is up to each
jurisdiction. For example, there are a
variety of methods for members of
the Parks and Recreation C of | to
participate in the Calendar of
Events application. Participation
can be "full” (jurisdictions use the
decentralized administrative
application to enter event
information and include a link to the
centralized calendar application on
their website in lieu of any "local”
calendar) or "partial” (e.g., XML
can be utilized to upload a
jurisdiction’s event information, and
the jurisdiction may wish to add a
link to the multi-jurisdictional
calendar in addition to their "local"
calendar) for those jurisdictions
that currently have a Calendar of
Events that they do not wish to
forego. Other "partial™ schemes can
be worked out. The reason for this
flexibility is to allow as many
jurisdictions to participate as
possible. Of course, once involved,
a jurisdiction would be allowed to
change the manner in which it
participates.

Among the objectives of the C of |
layer are to:

¢ Provide business case

» Determine deliverables and
priorities

¢ Market to C of | constituents,
other jurisdictions, and
benefactors of service

* Validate deliverables

Technical Layer

The technology layer of the global
framework delivers the results from
C of | collaboration. Jurisdictions
deliver similar information and
services to their constituents. The
information and services can be
structured or unstructured.
Different words are used to
describe the unstructured data.
Different data models with more or
less the same data entities define
the structured data. Technical
outputs of C of | collaboration
facilitate the intergovernmental
sharing of information and services
despite the variations in
information architectures across
governments. Possible technical
outputs include interoperability
guidelines, a registry of web
services withina C of I, an
information glossary for services
and information in the C of I, and
common applications.

9
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The objectives of the technical layer
are to:

* Provide technology solutions to
address business concerns

* Review existing solutions

e Facilitate the development of
guidelines for interoperability

» Provide sense of what is
realistically achievable

¢ Create deliverables

This report will go into more detail
regarding the approach to
interoperability used in the GWoB
Parks and Recreation Pilot in Part
1.

Section IlI: C of | Framework:

Collaborative Framework Components
Views

Roadmap Business Technical Facilitation

1. Identify
Channel
2. Assemble
Channel

3. Identify
Boundaries,
Barriers and
Opportunities

4. Establish
Charter

5. Create
Deliverables
6. Assess
Channel
Maturity

The Global Framework, just
discussed, describes the overall
approach to intergovernmental
collaboration. The C of |
Framework, being introduced here,
is a phased approach, which
consists of three major components
- the C of | Cycle, the Roadmap, and
the Views. These components are
described below.

For the Cycle | demonstration
project, we chose Parks and
Recreation as the first community
of interest to develop. Why? It met
individual business needs of the
participating jurisdictions. Also,
